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THE BRITISH POSITION IN EGYPT

THE PROBLEM

To estimate the strategic significance of possible changes in the British position

in Egypt and the Sudan.

CONCLUSIONS

1. The present Eritish base in Egypt is
extremely important (o Western defense
of the Middie East and of the Suez Canal,
and the West could not adequately com-
pensate for its loss by the development
of other bases in the area.

9 Continued Western control of this base -

is jeopardized by mounting -Egyptian
pressure for the withdrawal of British
forces and for Egyptian control of the
Sudan. This pressure has now resulted
in Egyptian steps to denounce the Con-
dominium Agreements of 1899 and the
Anglo-Egyptian Treaty of 1936.

3. Unless the Egyptians can be induced
to negotiate further, it is probable that
Egypt will initiate political action to
secure the removal of British troops and
adopt administrative and economic meas-
ures designed to make the position of the
British forces untenable.

4. As a result, n bitter struggle might
develop in which the British would face
an eventual choice between (a) aban-
doning the base and (b) openly defying
Egyptian efforts to expel them. In the
latter case serious civil disorders might
break out, the consequences of which can-
not now be foreseen. In either case a
protracted dispute between the British

and Egyptians would probably result in
a deterioration of Western relations with
the Arab world.

5. It is possible that & settlement of the
base problen: might be achieved by
means of a multilateral arrangement un-
der which the base would be turned over
to a Middle East defense organization of
which Egypt was a full mernber.

6. However, in view of the fact that even
under & multilateral defense arrange-
ment, British troops would probably have
to comprise a significant part of the gar-
rison force in Egypt, there is grave doubt
that a satisfactory compromise of the
base issue can be reached unless, at the
least, substantial concessions are made
to the Egyptians on the Sudan issue.
The Egyptians will make every effort to
link the two issues because they realize
that their bargaining position on the
Sudan is weak.

7. Failing agreement, the British have

‘the capability of maintaining their pres-

ent position in the Suez base. The UK
could be expected to refrain from major
military action except in case of extreme
provocation in either the base area proper
or the Canal area in general.
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DISCUSSION

Sfrofegi"c Significance of British
Bases in Egypt

8. The present crisis in Anglo-Egyptian rela-
tions is of particular importance to the US
and the West because it involves the keystone
of Western defense capabilities in the Mid-
dle East—specifically, the maintenance of a
base in the Suez Cansj area for the deploy-
ment and support of defending forces for the
Middle Eastern area. Moreover, regardless of
the outcomne, & protracted Anglo-Egyptian dis-
pute will probably affect adversely the rela-
tionship of the Western Powers to other Mid-
dle Eastern countries.

9. The existing base is of unique value for the
following reasons. It is sufficiently removed
from the Soviet orbit to be reasonably secure
against Soviet surprise attack. It is so Jo-
cated that it could be readily reinforced to re-
sist an overland campaign. At the same time,
it can support lang-range bombers capable of
1t is so Jo-
cated as to provide protaction for the impor-
tant communications centering on the Suez
Canal. 1t is supported by a partially indus-
tralized area with adegquate internal commu-
nications (including perts and airfields), and
a large, if not highly-skilled, labor force.
Finally its facilities and stores are aiready
well-developed and are even now capable of
supporting military operations. These facili-
ties and stores are easily expandable.

10. 1f the Egyptians gained control of the
base, it would almost certainly deteriorate
rapidly. Even in the unlikely event that it
were adegquately maintained, Western forces
would not be able to establish themselves
therein without cor.siderable loss of time.

11. No other bases in the Middle East-Eastern
Mediterranean arez, either individually or col-
lectively, could compensate for the loss by the
West of control of this base, even if such other
bases were further developed. Furthermore,
it is questionable whether the UK would be
prepared or able {6 assume the expense and
face the political difficulties involved. A val-
uable base area could be established in Israel

by developing the port of Haifa and utilizing
Israel's pool of labor, but would be more vul-
nerable to attack than Egypt and could not
be used as a major staging area. A base in
Libya, while less vulnerable than an Egyptian
base, would be too far west to support effec-
tively the defense of the Middle East. Fur-
thermore, the use of such a base would be
limited by inadequate port facilities, poor in-
ternal communications, lack of labur supply,
and the generally undeveloped nature of the
tountry. Basesin Iraq and Jordan would not
only suffer from the same disadvantages but
would also be much more vulnerable to So-
viet attack. Aden and Cyprus are suitable
only as specialized bases.

The Present Situation

12. The British defense position in the Suez
Canal srea and the British authority in the
Sudan, which are presently governed by the
Condominium Agreements of 1839 and the
Anglo-Egyptian Treaty of 1936, have been

under steadily increasing pressure from Egypt

since the end of World War I1. Negotiations
for revision of the Treaty, under way for the
past five years, have resulted in deadlock. The
Egyptian Cabinet has now submitted for par-
liamentary approval four decrees providing
for denunciation of these agreements. Such
denunciation will greatly reduce the possi-
bility of a .negotiated settlement between
Egypt and the UK and might eventually ob-
lige the UK to choose between withdrawal of
its troops and cpen defiance of Egyptian ef-
forts to expel them.

13. The Treaty of 1936 undertook to establish
& permanent alliance between Egypt and the
UK and suthorized the UK to maintain in the
vicinity of the Cansal 10,000 land forces and
400 pilots, together with necessary ancillary
personnel for edministrative and technical
duties. The Egyptian Government has ex-
pressed willingness to permit British troops to
use Egypt as & base in time of war, but ob-
jects to their presence in Egypt in time of
peace. It is expected that Egypt will demand
that the British withdraw their forces imime-
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diately on Egyptian denunciation of the
Treaty.

14. The British Government considers that its
forces and installations in Egypt are main-
tained not only on behalf of the British Com-
monwealth but also in the general interest of
the West and of the Middle Eastern countries.

The British hold that Egypt is the key to the

Middle East, that it is certain to be an ob-
jective for any aggression against that area,
and that it is irreplaceable &s a base. They
have maintained that to be effective in time of
war these defense arrangements require the
peacetime presence of British forces to insure
the readiness of bases and equipment. While
the UK has offeied {0 withdraw 3l its land
forces from Egypt by 1956, it has insisted in
return that British civilians be permitted to
maintain the base installations on the Canal
and that RAF wvnits be permitted to remain
permanently as part of a joint Anglo-Egyptian
air defense organization.

15. With regard to the Sudan, the Treaty of
1935 reaffirms the provisions of the Condo-
minium Agreements of 1899. The latter pro-
vided that the Governor-General (who is ap-
pointed by the King of Egypt on the recom-
mendation of the British Government) should
continue to excrcise his powers on behalf of
both Egypt and the UK. In fact, the UK exer-
cises effective control of the Sudan adminis-
tration. Egypt deeply resents the continuing
control by the British of territory once held
by Egypt. Furthermore, it fears that any
foreign control of the Sudanese portion of the
Nile might subject it to diversion of Egypt’s
vital water supply. The Egyptian Govern-
ment demands the end of the present British
position in the Sudan and the union of the
Sudan with Egypt under the Egyptian crown.

16. The British, on the other hand, refuse
to permit what they regard as one of their
most successful colonial enterprises to be
ruined by anticipated Egyptian incompetence.
They reject Egypt’s claim and maintain that
the Sudanese, who are making progress to-
ward self-government, have no desire to come
under Egyptian control and should have a
major voice in any decision concerning their
future status.

v

17. The UK has tried on several occasions to
separate the Sudan issue from the base prob-
lem, largely on the theory that while it was
prepared to make concessions on the base
problem for the sake of an agreed settlement,
it was not prepared to make substantial con-
cessions on the Sudan issue. Egypt on the
other hand, has consistently joined the issue
of British evacuation from Egypt with the
Sudan question, because it realizes that its
bargaining position on the Sudan issue alone
1s weak and because it regards the basic ob-
jective of freeing Egypt from British influence
to be involved in both questions.

18. Anglo-Egyptian relations are further com-
plicated at the present time by conflict aris-
ing from Egvptian restrictions on the ship-
ment through the Canal of strategic materials,
primarily oil, destined for Israel and by Brit-
ish desire to have the issue brought before
the UN Security Council. Although this prob-
lem has no direct bearing on the Treaty issue,
the friction it engenders reduces still further
the possibility of compromise by either side
on the defense issue or the Sudan question.

Major Factors Affecting Egypt's AHtitude

19. Egyptian nationalism, which pervades
nearly all the politically conscious elements
of the population, is a dynamic factor work-
ing against compromise in negotiations with
the British. Public opinion in general has be-
come greatly inflamed as a result of national-
ist agitation.« As expressed through the press,
in Parliament, in public demonstrations, and
in statements by Egyptian leaders, popular
fceling makes it almost impossible for the
government to surrender, at least openly, its
position with respect to the questions at is-
sue with the British. Political leaders are ex-
posed to the danger of assassination by ex-
tremists if they attempt to act counter to na-
tionalist demands. It is highly doubtful
whether any Egyptian government would
dare to pursue & policy less nationalistic than
that of the present government.

20. Sentiment throughout the Arab world
has the eflect of reinforeing the Egyptian Gov-
ernment. The Arab countries are hypersensi-
tive regarding foreign political or economic
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influence. Consequently, the press and the
governments of these countries tend to side
with Egypt in its conflict with the UK. The
binding factor in all Middle East nationalist
movements, whether economic or politiecal, is
common opposition to the same imperiel
power—Britain. Hence the prevalence of the
slogan, “get the British out,”

21. In Egypt, as in the rest of the Middle East,
fear of World War ITI and doubt whether the
West would in fact defend the area against
Soviet attack hes led to the growth of neu-
tralism as a possible avenue of escape from
involvement in the East-West conflict. Neu-
tralist feeling thus reinforces the demands for
British evacuation from Egypt.

22. The extent to which the Egyptian Govern-
ment might reduce its demands would deperd
at least in part on its estimate of British wiL
end power to defend the present position by
force and on its estimate of the probable atti-
tude of the US, The Egyptians undoubtedly
interpret the complete British withdrawal
from the Iranian oil industry as an indication
that a determined Egyptian stand will be rmore
fruitful than appeals on legal or moral

- grounds and as an indication that the US is

unwilling to support the UK in the use of
Egypt may hope that the US will sup-
port its national aspirations and probably ex-

pects that the US will use its influence to re-

strain the British from using force.

-Major Factors Affecting the British Attitude

23. The British refusal to turn over the Sudan
and the Suez base to FEgypt is hased on a com-
bination of strategic and domestic consider-
ations.

24. Convinced of the strategic importance of
the Canal area to Middle East defense and
Commonwealth communications, the PBritish
hold that capitulation to Egyplian demands
would gravelv weaken Western defense.
While willing to share with Egypt and other
powers in organizing Egyptian defenses, the
British have no confidence in Egypt's capacity
to defend itself.

25. Concern for prestige has hardened the
British: position. The British fear that bow-

ing to nationalist pfess*u:e in Egypt will com-
pound their difficulties elsewhere, not only in
the Middle East but also in other areas where
they are confronted with nationalist feeling.

26. The UK’s attitude on the Suden issue is
determined by mora) as well as strategic con-
siderations. On the moral side, the British
believe that they have an obligation to the
Sudanese and emphasize the economic and
political progress which has taken place under
British administration. This attitude has
been reinforced by the conviction that the
Egyptians would exploit the Sudanese and
that the Sudan would suffer economically and
politically. Strategically, centrol of the
Sudan bolsters the British defensive position
in the Middle East and Africa. The Sudan
is valuable tn the UK as a communications
link, especially by &ir, and in & general war
could provide depth to the defense of the
Suez Canzl end East Africa areas.

27. The UK's sensitivity about its prestige
and strategic position in the Middle East has
been heightened by the poiitical sitvation in
Britain itself. Conscious of its political weak-
ness, the Labor Government is anxious, par-
ticularly on the eve of national elections, to
avoid further criticism of its conduct of for-
eign affairs. The British publie, which is
making sacrifices in order to preserve as much
8s possible of Britain's world position, would
resent policies which involved further sur-
render of positions or abandonment of re-
sponsibility for subject peoples like the Su-
danese. Althongh Laborites, particularly the
extreme left, are somewhat more sympathetic
than the Conservatives towards nationalist
aspirations, in the case of Egypt the view that
right and reason are on the British side is
common to the major parties. Furthermore,
the British refuse to admit that the Middle
Eastern countries should be permitted uni-
laterally to default on their treaty obligations.

28. Many British leaders, Conservative and
Lavor alike, tend to discount Egyptian de-
mands on tke theory that Egyptian nation-
alist agitation is largely an artificial creation
of ambitious politicians and a vensal press,
and js designed primerily to divert public
attention from growing domestic grievances.
Furthermore, the view is prevalent in Britain

~SECRBEL, 4
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that Egyptian politicians will, &8s in the past,
respond to firmness, particularly & show of
force. In this connection, the British be-
lieve that maintenance of the Western de-
fense position in the Middle East requires
comnplete US support of the British policy in
Egypt. The. British believe, moreover, that
the Egyptian Government’s action in seeking
abrogation at this time stems from a desire
to obtain domestic political benefits in antici-
pation of a Middle East Command offer.

Probable Future Developments

20. In submitting legislation for denuncia-
tion of the Treaty of 1936 and the Condom-
nium Agreements of 1899, the Egyptian Cabi-
net has undertaken the Srsi major step in
& policy designed to secure the withdrawal
of British troops from Egypt and to end Brit-
ish control of the Sucan. It will be extremely
difficult for any Egyptian government to re-
treat from the policy to which the present
Egyptian Cabinet has committed itself. The
cabinet enjoys strong popular support, and
no other leadership has a sizeable following.
The King cannct appoint & more concilia-
tory cabinet without appearing to use his royal
powers to contravene netional aspirations.
While Egypt’s leaders, and particularly King
Farouk, probably have gqualms about initiat-
ing & course of action which might lead to
hostilities between Egyptian and British
forces or to demonstrations and violence
which might be turned against their own
property and persons, there is no apparent
way in which they can reverse the present
trend of events. .

30. Egyptian denunciation of the Treaty of
1936 will of itself have little immadiate effect
on the British military establishment in the
Canal area. It will, however, provide the
Egyptians with a pretext for declaring the
presence of British forces to be illegal and for
enacting military and administrative meas-
ures against them. Denunciation of the
Treaty of 1936 will also enable Egypt to deny
any further obligation to grant assistance and
fznmunity to the British forces, to provide
facilitiss and access, and to construct and
maintain roads and rabiway lines for them.

31. After dencuncing the Treaty, the Egyptian
Government will probably not take immediate
action to expel the British forces but instead
will await British reactions or possibly appeal
to the UN. If it gains nothing by walting,
it will probably initiate political action to
secure the removal of British troops and
adopt & series of administrative measures to
isolate and inconvenience them. Such Ieas-

" ures might include:

a. Forbidding Egyptian nationals to work
for the British forces, & measure affecting the
approximately 60,000 Egyptian laborers so
occupicd at present; ‘

b. Interfering with British shipping
through the Canal; '

¢. Denying port facilities to ships carrying
supplies to the British forces;

d. Ordering the exclusion of British forces
fromm Egyptian controlled ports, including
Port Ssid and Suez;

e. Denying the use of Egyptian currency
for British military expenditures;

{- Forbidding traders and contractors to
deal with the British forces;

¢. Forbidding or delaying the movement
of British military personnel within Egypt;

h. Encouraging non-cooperation of Egyp-
tians with the British forces by intimidation
and pressure; and,

i. Instigating local sabotage.

32. In reprisal, the UK could impose punitive
sanctions against Egypt. It could reduce
white oil (gasoline and kerosene) supplies to
Egypt and impcse financial restrictions on
Egyptian trade. Such restrictions, while
they would damage the important British cot-
ton industry, would also have & serious effect
on the Egyptian economy. Other non-mili-
tary measures which the British might em-
ploy against Egypt include the withdrawal of
such British nationals as are still serving in
various technical posts in the Egyptian Gov-
ernment and industry, and the severance of
trade between Egypt and the Sudan. Such
measures would probably damsage the Egyp-
tian economy and aggravate the economic
stringency which already exists. Although the
Egyptian Government, anning itself with
emergency powers, could probably msintain
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control of the situation, it is possible that
social unrest and economic misery might lead
to violent attacks sgainst the regime, the out-
came of which cannot now be foreseen.

33. It is unlikely that non-military pressure
by the British would induce the Egyptian
Government to yield. The application of
punitive measures by the British wouild un-
doubtedly arouse resentment in all the Arab
countries and might make the Egyptian Gov-
ernment even more uncompromising. :

84. The UK, through its control of the bar-
rages in the Sudan, could seriously interfere
with the normal fiow of Nile water and thus
deal a severe blow to the Egyptian food supply.
It is unlikely, however, that the British would
employ such a measure in view of the fact
that it would do irreparable damage to Anglo-
Egyptian relaticns, would provoke humani-
tarian indignation throughout the world, and
would tend to vindicate Egypt in its demands
for control of the Sudan.

35. The Egyptians would almost certainly
take no major military action against the
British positions in the Canal area, although
Egyptian troops might well be used to man
checkpoints and might even seize cértain iso-
lated installations. The Egyptian Govern-
ment's chief concern would probably be with
internal security; consequently, the Egyptian
forces would probabiy be kept in reserve to
support the police in case of demonstrations
and disorders.

36. The UX alsc could be expected to refrain
from major military action except under ex-
treme provocation in either the base area
proper or the Canal area in general. The
British would probably feel justified in tak-
ing major military action in the event that
the Egyptians interfered seriously with Brit-
ish shipping through the Suez Canal or in
the unlikely event that Egypt attempted to
expel the British garrison by force. Under
such circumstances, the British could and
would turn back any Egyptian attack and
might also seize control of the entire Canal
zone. Although the British could swiftly
seize control of Egypt, & unilateral British
resort to force would accentuate hostility
toward the BPBritish throughout the Arab

world, might severely strain British relations
with Pakistan and India, and might well lead
to censure by the UN. In the absence of an.
jmminent threat of general war, the UR is
unlikely to risk such consequences.

87. It is unlikely that the UN could resolve
the conflict between the UK and Egypt. The
Security Council was unable to agree on any
resoluticn when Egypt submitted the issue to
it in 1947, and the elements have not changed
substantially since then. The British have
been consistently averse to bringing the UN
into the picture, While Egypt might try an-
other appeal to the Security Council, it
would do s0 not so much in the hope of &
favorable decision as with the expectation of
gaining propaganda advantage in preparation
for subsequent unilateral action against the
British.

38. The recent decision to include Greece and
Turkey in NATO and the prospective estab-
lishment of & Middle East Command provide
an opportunity for & fresh approach to the
problem. Under this approach, Egypt will be
asked to grant base rights not to the UK but
to a Middle East defense grouping (including
the OK) of which Egypt itself would be a
member.

39. It is doubtful that a result satisfactory to
both Egypt and the UK could be achieved
through & multilateral approach. Before
agrecing to the establishment of & regional
defense system, the Egyptians would require
assurances that the 1936 Treaty would be
abrogated and that a settlement of the Sudan
satisfactory to Egypt would be reached. In
the actual negotiations concerning & regional
defense force, they would almost certainly
demand thai Egyptian forces be extensively
equipped by the West so that Egypt could
fill its new role; that the new defense forces
be truly international in character; and that
the base area be under Egyptian command.
The UK would probably agree to abandon the
1936 Treaty and to make limited concessions
on the administration of the Sudan. The
UK would be also willing to share responsibil-
ity for the maintenance of the base area with
other powers and to give Egypt &8 nominal
share in the command, but it would certainly
reject full Egyptian control over the Sudan

BEFREER 6
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and even under a multilateral defense ar-
rangement would insist on the Jeading part
in control of the Suez base.

40. In view of the likelihood that, even under
a multilateral defense arrangement, British
troops would te expected to comprise & signifi-

cant part of the garrison, there is grave doubt
that a satisfactory comvromise of the base
issue can be reached unless, at the least, sub-
stantial concessions are made to the Egyp-
tians with respect to the Sudan.

APPENDIX

British Military Forces in Egypt
. (1 October 1951)
1. Number of troops (2 Brigs., 4

Regts.) .. .................... 27,400°

2. Aireraft ... ... ... L 148
a. Jet fighters .. ... ... .. 81
b. Conventional fighters. ... 13
¢. Transports ............. 40
d. Reconnaissance ........ 14

®* An additional 19,000 British troops are sta-

tioned in Cyprus, Libya, Jordan, the Sudan,
Eritrea, and Aden.

Egyptian Military Forces
(1 October 1851)

1, Numberof troops ............... 73,000
8. Army (1 Div.; 9 Brigs.,; 4
Regts) .......... .. 60,000
b. Royal Frontier Corps. .. © 400
¢. Royal Bodyguard .. .. .. 1,600
d. Coast guard .......... 4,000
e. Territorial Army. ... .. 1,000
2 Aircraft ......... ... .. ... L. 290
a. Jet fighters ......... .. 29
b. Conventional fighters .. 46
¢. Light bombers. ... ... .. 17
d. Transports ........... 28
e. Communication, train-
ing and liaison. ... . .. 170
3. Navalvessels ................... 57
a. Destroyers ........... 2
b. Smaller craft ... ... ... 9
¢. Minor combat vessels .. 46
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